The 'fast track' approach for increasing women's representation in politics through the adoption of electoral gender quotas has replaced the 'incremental approach' (waiting for cultural, political and socioeconomic developments over time) in recent years. Scholars have disagreed whether increasing women's representation in sub-Saharan Africa where legislatures are weak and executives are strong is meaningless or may even undermine democracy; or increasing women's representation results in significant substantive or symbolic representation effects. This article compares two divergent cases: Botswana, a stable multiparty democracy in southern Africa and Rwanda, an increasingly authoritarian single party dominant state in east Africa. In Botswana, gender quota campaigns have raised awareness but have been unsuccessful in achieving quotas, and women's parliamentary representation is low and continues to fall. In Rwanda, a constitutional gender quota, including reserved seats combined with voluntary party quotas for women have resulted in a majority female lower house of parliament-the only such parliament in the world. These cases suggest that a democratic state is not necessarily more likely to adopt gender quotas or have more women in parliament than a less democratic one and that there are other factors that are more important in determining both. Moreover, in single party dominant systems with limited democracy, like Rwanda, elected women are able to represent women's interests. And campaigns to adopt quotas, even when unsuccessful as in democratic Botswana, can contribute to substantive and symbolic representation effects even with only limited descriptive representation. Thus, the conditions under which and the ways in which women's interests are represented must be understood broadly.
Introduction
Across sub-Saharan Africa women have joined national legislatures in remarkable numbers over the past two decades. In early 2013, Rwanda led the world in women's representation in a single or lower house of parliament, with more women than men in its Chamber of Deputies. The greatest gains have been in countries in east and southern Africa, though countries in north and west Africa are now following suit. In almost all cases (in Africa and elsewhere) some type of electoral gender quota has been used to facilitate women's greater access to parliaments (Tripp and Kang 2008) . Advocates for women's increased presence in parliaments argue that women members of parliament (MPs) will represent women's interests and act as important role models; indeed, researchers have identified a host of substantive and symbolic representation effects of more women in African parliaments (Bauer 2012) . Detractors have argued that national legislatures in Africa are weak and therefore women's increased presence in them may be fairly meaningless (Creevey 2006) . Or, they have argued that many of those countries with more women in parliament are single party dominant regimes in which women's increased presence has been cynically embraced by dominant parties in order to increase their own support (Goetz and Hassim 2003) or has contributed to executive dominance (Muriaas and Wang 2012) . Some have concluded that women's increased participation in parliaments in Africa may be undermining democracy in those countries (Hassim 2010) .
Over the last two decades, following empirical developments on the ground, a vast literature has emerged chronicling women's growing presence in parliaments in sub-Saharan Africa.
1 Some of this literature has detailed the adoption of electoral gender quotas across the continent and the extent to which they have led to women's increased descriptive representation (Bauer and Britton 2006 , Bauer 2008 , Ballington 2004 , Yoon 2004 . Scholars have queried the factors that have led to quota adoption in some countries, but not in others (Bauer 2010 , Gender Links 2010 , Yoon 2011a , as well as the relationships between type of electoral system and choice of gender quota (Laserud and Taphorn 2007) . Some scholars (e.g., Burnet 2008 , Devlin and Elgie 2008 , Tamale 1999 , Yoon 2011b ) have sought to determine whether descriptive representation has led to substantive representation impacts (understood as advancing women's interests through the policy making process and measured in terms of policy agendas or legislative items that promote protect, or enhance women's rights and interests). 2 Other scholars (e.g., Barnes and Burchard forthcoming, Burnet 2011 , Coffe 2011 , Yoon 2011b ) have investigated whether descriptive representation has led to symbolic representation effects (understood as altering gendered ideas about the roles of women and men in politics, raising awareness of what women can achieve as political actors and legitimizing them as political actors, or encouraging women to become involved in politics as voters, activists, candidates, leaders). 3 Some scholars (e.g., Hassim 2010 , Lindberg 2004 , Stockemer 2011 , Yoon 2001 ) have considered the relationship between democratization and the adoption of quotas or increasing women's representation. This latter literature considers several questions. Are African democracies more likely to adopt gender quotas and/or to elect more women to parliament? Are women members of parliament more able to represent women's interests in more democratic countries? Are women MPs undermining the prospects for democratization by participating in large numbers in parliaments in countries with less than democratic political systems?
To explore these questions, we draw on our expertise to compare two contrasting cases in sub-Saharan Africa-Botswana in southern Africa and Rwanda in east Africa. In early 2013, Botswana, a stable multiparty democracy since independence in 1966, had one of the lowest representations of women in parliament in Africa (8 percent); Rwanda, increasingly authoritarian since the end of the post-genocide political transition in 2003, had the highest representation of women in parliament of any country in Africa or the world (56 percent). After giving some background on the two countries' political systems, we discuss key differences in the countries' post-independence political trajectories with a focus on the retention of the founding constitution in Botswana and the adoption of a new constitution in post-genocide Rwanda. Then, we compare efforts to adopt electoral gender quotas and their outcomes in both countries. This comparison allows us to confirm key insights from previous research, namely, that the opportunities provided by political transitions (Waylen 2007) and strong women's movement mobilization (Tripp 2001) are critical to the successful adoption of electoral gender quotas and to raising awareness of the potential gains of women's increased presence in politics. In the last two sections of the article, we examine substantive and symbolic representation effects of women's increased presence in parliaments. We find that some of the most significant accomplishments related to women's representation take place outside national legislatures. This key insight suggests that women's increased presence in national legislatures may still yield positive outcomes in terms of substantive representation or symbolic representation effects for women despite the general weakness of legislatures vis-à-vis executives in sub-Saharan Africa and despite less than democratic political systems in some African countries.
Political Contexts: democracy versus autocracy
Botswana is considered to be one of Africa's longest standing democracies. The country has been a multiparty democracy with free and fair elections held regularly since the year before independence in 1966, and it has accomplished four successful leadership transitions. Of course the story is much more complex than this simple narrative suggests: only one political party, the Botswana Democratic Party (BDP), has ever held power, in recent years alongside a hopelessly fractured opposition (Poteete 2012) ; the government has been roundly criticized for its treatment of ethnic minorities (such as the Basarwa) despite the common perception of ethnic homogeneity (Good 2008) ; civil society is not particularly developed or encouraged (Taylor 2003) ; and the economic model, rather than being one of an African developmental state, has been one of a gate-keeping state which has promoted growth without development (Hillbom 2008 (Hillbom , 2011 . Still, Botswana has followed a fundamentally different trajectory than almost all other African countries. Moreover, women and girls have fared remarkably well in Botswana. Females are slightly more literate than males and attend school for slightly longer than males; indeed there are more female than male students attending the University of Botswana (Bauer and Taylor 2011: 328) . Women occupy high-profile positions in the private sector, and in 2012 Botswana was tied for second in the world (with two other countries) -at 39 percent -in terms of women in senior management positions (www.gti.org). holding regular elections with nominal competition, the RPF-regime has become more authoritarian since the transition process began (Longman 2006:146; Reyntjens 2006 Reyntjens , 2011 . The dominant, ruling party has maintained tight reins on the legislature and silenced dissent by controlling the private media, suppressing independent civil society organizations, and destroying potential opposition parties (Reyntjens 2011 won all elections by a significant majority. While the reserved women's seats represent specific geographic regions according to the election mechanism outlined in the constitution, the women elected to these seats may not live in the geographic region they are elected to represent as there are few employment opportunities in rural areas for women holding the necessary educational qualifications to become a deputy.
In the past 10 years, Rwanda has been praised for its remarkable progress recovering from the genocide, its women-friendly policies, its noteworthy economic growth, and its Banda (2006: 17) notes that Botswana is among a group of southern African countries that "have merely kept the gender provisions that they were given" in British-drafted constitutions at independence. "It speaks poorly of them that they have not moved beyond that discriminatory phase." Indeed, Botswana's constitution is one in which gender equality provisions are absent, thereby limiting the extent to which political actors are able to pursue successfully policies that contribute to women's equality (Scribner and Lambert 2010: 39) . 7 This is evident with respect to the women's movement in Botswana. As Scribner and Lambert (2010: 44) observe, the women's movement has been active fighting attempts to further limit women's rights rather than pursing greater equality for women. Moreover, legislative gains that women politicians and women's organizations have managed to achieve are generally focused on removing discriminatory legislation rather than on adding proactive measures to increase women's economic or political power (46). So between 1995 and 2009, eight of nine gender-specific laws that were passed in Botswana amended or abolished discriminatory provisions of existing laws rather than creating new ones (Scribner and Lambert 2010: 51) . 8 Such legislative gains are certainly not to be discounted, though should be seen in perspective. Finally, Botswana's constitution is one of several in Africa with exemptions for customary law; in other words, customary law, which exists side by side with civil and common law, is exempt from equality and nondiscrimination provisions found in the constitution. In addition, there is no provision in the constitution that requires that customary law be brought into line with individual constitutional rights (Scribner and Lambert 2010: 53) .
The lack of a political transition has also meant that no new electoral laws, including an electoral gender quota, have been adopted. Moreover, the use of a plurality/majority or first past the post (FPTP) electoral system in the country makes more difficult the adoption of an electoral gender quota. According to Laserud and Taphorn (2007: 28) reserved or special seats are 'guaranteed to work' and a 'best fit' for use with any type of electoral system but they are also the only best fit for a FPTP electoral system. 9 Another option for Botswana might be the model used at one time in Lesotho at the local level (Mhlanga et. al. 2009 ), namely, that in a three election cycle one-third of constituencies are women-only contests each election. But any of these methods is a much more significant step than the more seamless voluntary party quota used by many African countries with proportional representation electoral systems, in which names are simply alternated on a party list (and individual parties may make the decision to adopt). So in democratic Botswana, without the political opportunity to adopt a new constitution or new electoral laws, the 'less woman-friendly' FPTP electoral system remains a significant obstacle to more women in parliament -both in and of itself and in requiring a less seamless type of electoral gender quota.
Unlike Botswana, Rwanda has undergone a political transition in the past 20 years albeit a political transition in the midst of a civil war and genocide. Rwanda's transition began before the 1994 genocide with a political opening in 1989 (Burnet 2008: 364) . Shortly after the Habyarimana regime announced a transition to multiparty politics, the Rwandan Patriotic Front, a rebel movement founded in Uganda in the late 1980s, invaded the country on 1 October 1990.
The civil war continued for several years until the 1993 Arusha Peace Accords brought an official end to hostilities and outlined a transition plan. The transition came to a sudden and violent halt on the evening of April 6, 1994 when President Habyarimana was killed when unknown assailants shot down his plane. Hutu extremists took control of the government and perpetrated genocide against Tutsi and other "enemies of Rwanda." The RPF immediately resumed the war begun in 1990 and eventually brought the genocide to an end in July 1994 when it took control of the majority of the territory and drove the Hutu-extremist government into exile. On 19 July 1994, the RPF named a transitional government, whose composition reaffirmed (at least on paper) the RPF's commitment to power sharing outlined in the Arusha Accords.
Within a decade, a new constitution was adopted in Rwanda.
As detailed by Longman (2006) and Burnet (2008) numbers of women to her cabinet (Adams 2008; Fuest 2008) and South Africa (Britton 2005) and Uganda (Tamale 1999) where women serve in significant numbers in both the executive and the legislature.
The Adoption of Electoral Gender Quotas: importance of women's movement mobilization Dahlerup and Friedenvall (2005) Botswana's National Assembly be increased from four to eight and that some or all of them be allocated to women. This effort was defeated primarily for two reasons -because it was seen as taking a piecemeal rather than a comprehensive approach to the issue of women's underrepresentation and because it was viewed as an attempt by the BDP to further increase its majority in parliament (Bauer 2010: 60) . The discourse of the opponents was revealing: Women CSO leaders' connections to the international women's rights movements were a significant factor in Rwanda's success in placing gender quotas on the agenda and lobbying for their adoption. Rwandan women's connections to the international women's movement gave to them skills, exposure to the cutting edge women's policy agenda, and access to UN agencies and international aid organizations that wanted to direct funding to assist women. With this support and in response to the unique post-genocide situation of women and children, women leaders in the government and in civil society identified a gender policy platform for Rwanda that emerged from the Fourth United Nations World Conference on Women in Beijing, China in 1995.
An opportunity arose when Judithe Kanakuze, an experienced leader in the Rwandan women's movement, was appointed to the constitutional commission in 2001. As the only female member of the commission, she doggedly advocated for increased constitutional protection of women's rights and has been credited with the idea to include gender quotas in the new constitution. Formal lobbying by women's CSOs, and perhaps even more importantly individual woman-to-man lobbying behind the scenes as they had done during their advocacy for the inheritance law, gradually swayed the male members of the constitutional committee who originally opposed the idea. Advocacy by MIGEPROF and women's CSOs helped ensure the constitution included explicit language codifying men and women's equality, providing for gender quotas in all "decision-making bodies" of the government, and creating reserved seats for women in the lower house of parliament. 11 The important role of the women's movement in quota adoption is not unique to Rwanda: Tripp (2001) has noted the powerful role played by an autonomous women's movement in Uganda in securing gains for women in the constitution and in parliament.
Impacts of More Women in Parliaments: substantive representation effects
In spite of the low representation of women in parliament in Botswana, some substantive and symbolic representation effects have resulted from the women's movement lobbying for and the public discussion generated around the issue of gender quotas. In the case of the substantive representation of women's interests, this situation has been described as 'substantive representation without descriptive representation' 12 and is mostly likely due to a heightened awareness of women's interests brought about by the demand, even if unmet, for greater women's representation. 13 In women MPs struggled to define a set of policy initiatives that could unify them and for which they could advocate freely. Given that women MPs, whether they were in reserved seats or not, were more beholden to the RPF political party than to those who elected them, they tended to support legislative proposals emerging from the executive and avoid tackling issues perceived as contentious (Burnet 2011: 330) . 15 In Rwanda, gender quotas have had numerous, significant symbolic effects as Burnet (2011) identified. These symbolic representation effects penetrated to the grassroots level and changed numerous aspects of social, economic and political life in Rwanda. First, quotas had a widespread impact in changing ordinary Rwandans' perceptions of women as political leaders.
In Rwanda today, unlike in the past, women who serve as local government officials, mayors, MPs, senators, and ministers are respected in the same way as male government officials.
Second, the increased descriptive representation of women increased the political and social agency of women (Burnet 2011: 330) . Women speak out in more often in public meetings, and their views cannot be summarily dismissed because of their gender as they may have been in the past (Burnet 2011: 317-8) . Since the creation of gender quotas, women and girls have greater access to education. At the primary level, Rwanda has achieved gender parity, and the gender gap at the secondary and tertiary levels is closing (Burnet 2011: 318-9) . Women in Rwanda discovered increased autonomy as "economic subjects" and enjoy greater involvement in decision-making over domestic resources (Burnet 2011: 319) , a finding Tripp and Kang (2008) identified as a common impact of gender quotas in their comparative study. In sum, there has been a general change in the status of women in Rwandan society thanks to the increased representation of women in Rwanda. In short, "women have found respect" in their families and in their communities (Burnet 2011: 320-1) .
Conclusion
Significant challenges remain in both countries. Botswana must contend with a FPTP electoral system -considered to be the least 'woman friendly' electoral system and the most difficult one for finding an acceptable electoral gender quota. Notable African countries without electoral gender quotas (and very low percentages of women in parliament) such as Liberia, Ghana, and Nigeria all have FPTP electoral systems as does Kenya which struggled mightily to find a gender quota that all could agree upon. In addition, with so few women in the National Assembly, Botswana has not adopted a gender budget initiative as several neighboring countries have done.
Botlhale (2011) argues that the lack of gender responsive budgeting in Botswana has had negative consequences for equality in resource allocation and for the empowerment of women.
Moreover, women MPs in Botswana continue to be hampered by their small numbers despite a few accomplishments. They complain of being repeatedly badgered and harangued by their male counterparts in the National Assembly when trying to introduce motions or even speak on the house floor. 19 This is in contrast to cases like Tanzania (Yoon 2011) and South Africa (Britton 2005) where much improved political cultures within legislatures have been reported since more women have joined.
In Rwanda, despite the positive symbolic representation effects, the increased representation of women in the government "has not led Rwandan citizens to perceive the government as a more democratic institution" (Burnet 2011: 327) . have not led to increased democracy in the short term, and only a few substantive effects of women's representation have accrued to date. When women find a politically safe issue that can unify them, however, they advocate for it to effect change. While they do not always find consensus, increased representation of women has widened the policy issues that come up for debate to include those that primarily concern women, such as gender-based violence and abortion. In a male-dominated legislature, these issues would be unlikely to be debated. In addition, women members of the government, whether MPs, local officials, or civil servants, are gaining valuable legislative, administrative, and policy-making experience that will prepare them to make a significant contribution to the substantive representation of women should Rwandan politics become more liberal in the future. The gender monitoring office ensures that not only the national budget but that all branches and levels of government administration apply a 'gender lens' to their policy agenda and implementation. In addition, widespread symbolic representation effects have transformed the perception of women, and their capacities as leaders, in Rwandan society. All the way down to the grassroots level, in village (umudugudu) councils, the opinions of female elected officials are respected and given serious consideration whereas merely 10 years ago they could be summarily dismissed because of the gender of the speaker. Even in their families, women are perceived as competent managers of family resources who deserve an active role in decision-making. These changes can be perceived as increasing democracy, when it is understood in its broadest sense. Finally, Rwanda is contributing to the diffusion effect of quotas both passively, as a success symbol of quotas, as well as actively. In February 2007, the FWP hosted an international conference, "Gender, Nation Building: the Role of Parliaments."
20
Supported by the United Nations Development Programme, the conference brought over 400
delegates from around the world to Kigali to discuss the role of parliaments in promoting gender equality as a fundamental component of development. Thus, the symbolic effects of gender quotas can play a role in the broader social change that may lead to democratization.
In both countries, then -democratic Botswana with few women MPs and autocratic Rwanda with many women MPs -women MPs have sought against many odds to represent women's interests substantively and have occasionally been successful in doing so. Women's movement mobilization in Botswana along with a few women MPs, though unsuccessful in winning a quota campaign and in electing more women to parliament, still contributed to a greater representation of women's interests than would otherwise be the case. In Rwanda, where women outnumber men in the Chamber of Deputies, women's interests have been represented in the legislature even though women MPs, whether in reserved seats or not, support a dominant party regime and thus potentially contribute to a more authoritarian politics in the short term. In both cases some of the most interesting and transformative (symbolic representation) impacts are taking place far outside of the national legislature. This important finding should allay the concerns of those who would argue that increasing women's representation in national legislatures in Africa is useless because the legislatures are largely subservient to executives.
Even in a single party dominant state, such as Rwanda, where the legislature is perceived by many as having only "rubber stamping" powers, women MPs can introduce legislation that enhances protections of women's rights and can provide issues for the legislative agenda.
A much larger question concerns the role that African women MPs, especially those elected on gender quotas, are playing vis-à-vis democracy across the continent. When Phillips (1998) asked why it should matter who our representatives are, she offered three arguments for gender parity in legislatures: achieving justice (i.e., it is unfair for men to monopolize representation); representing interests that would otherwise be discounted; and changing the composition of elected assemblies as a way of enhancing democracy. She also noted providing role models as another, less compelling, argument. A decade later, Hassim (2010) noted that substantial expectations have been raised around the use of electoral gender quotas. She went on to ask what, if anything, the quotas had achieved with regard to deepening liberal democracy overall. Her conclusion, after examining the Rwandan, South African and Uganda cases, was that "while quotas do well in fast-tracking women's representation, they do very little to enhance the conditions of substantive democracy." 21 We would argue that the premise that more representative elected assemblies will lead to enhanced democracies assumes that the starting point is a fairly well established democracy and not a single party dominant regime, whether somewhat democratic or more authoritarian. 22 Moreover, deepening democracy in Africa, where single party dominant regimes remain common -even in the wake of the 1990s political transitions -is an extremely fraught undertaking that scholars and practitioners alike have wrestled with for decades. Deepening democracy is a task that electoral gender quotas and the women elected on them cannot be expected to accomplish on their own, though in making legislatures more representative of their constituents and more receptive to a broader range of interests and in having impacts far beyond legislative chambers, they are making a significant contribution.
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